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One of the single most defining features of Brazilian
cities today is their dual built environment: one
landscape is produced by private entrepreneurs and
contained within the framework of detailed urban
legislation, and the other, three times larger, is self-
produced by the poor and situated in a gray area

One of the single most defining features of Brazilian cities today is their dual built environment: one
landscape is produced by private entrepreneurs and contained within the framework of detailed urban
legislation, and the other, three times larger, is self-produced by the poor and situated in a gray area
between the legal and the illegal.  In addition to being an expression of economic and social disparities,
this contrast has profound implications for the form and function of the cities. The sprawl of what are
here termed “precarious peripheries” has led to a great disconnection of poorly urbanized spaces from
the city center where jobs and cultural and economic opportunities are concentrated. The effects of this
persistent “territorial exclusion” are devastating and occur in both the peripheries and the city center.

This paper explores the nexus between risky urbanization and the urban violence that seems to be the
most recent and visible face of this model, using the concrete example of different cities in the state of São
Paulo.  It is important to understand how patterns of economic development and population trends have
contributed to the generation of risky urbanization and how planning and urban management policies
interact with it.

Executive Summary

between the legal and the illegal.  In addition to
being an expression of economic and social
disparities, this contrast has profound implications
for the form and function of the cities. The sprawl
of what are here termed “precarious peripheries”
has led to a great disconnection of poorly urbanized
spaces from the city center where jobs and cultural
and economic opportunities are concentrated.1 The
effects of this persistent “territorial exclusion” are
devastating and occur in both the peripheries and
the city center.

In the peripheries, urbanism is eternally incomplete,
mostly risky, and vulnerable.  The lands on which
these residential markets for the poor develop are
generally the most fragile, dangerous, and hard to
urbanize from an environmental point of view—
steep slopes, river banks, and swamps. Sometimes
these areas are “protected” by environmental laws
and regulations; nevertheless they often become the
areas where growth is the highest in the city in terms
of population and land use. The building structures
are rarely stable and never really completed
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(residents are continually adding makeshift additions
to their homes). In these non-regulated
developments land ownership is almost never
recorded in city records or the land registry.
Periphery residents are at great risk: houses can slide
or be flooded with heavy rains; drainage and
sewerage merge in the lowlands; life and health are
in permanent danger. In everyday life, people lose
hours on inefficient transportation systems, and live
with discomfort and uncertainty about the future of
their neighborhood.

But risky urbanization has an impact on the whole
city.  By concentrating assets in a small area and
preventing all citizens from sharing these resources,
the best-equipped spaces of the city become
threatened by real estate pressure, congestion, and
crime. When the erosion caused by deforestation
and urbanization of slopes accumulates in lowlands,
rivers, and streams, the whole city suffers from
floods. When too many people from the peripheries
commute to the center, traffic jams are created that
stop circulation in the whole city.  Therefore,
territorial exclusion is more than an image of
inequality; it condemns the entire city to risky
urbanization.

This paper explores the nexus between risky
urbanization and the urban violence that seems to
be the most recent and visible face of this model,
using the concrete example of different cities in the
state of São Paulo.2  It is important to understand
how patterns of economic development and
population trends have contributed to the generation
of risky urbanization and how planning and urban
management policies interact with it.

The empirical base of this paper is  research designed
to evaluate the impact of land regulations on the
functioning of residential markets in cities with more
than 20,000 residents in the state of São Paulo.  It

was conducted in 1997-98 and supported by
Fundação de Amparo a Pesquisa do Estado de São
Paulo and the Lincoln Institute of Land Policy. The
basis of the research was a survey applied to 220
cities that were responded to by 118 cities.3   By
using the data from this survey combined with a
special cross analysis of the 1991 Census, we were
able to evaluate the extent to which planning and
land-use control instruments—which in principle are
designed to provide environmentally sound and
socially balanced cities—had achieved their aims
in the cities of the State of São Paulo.

The survey explored the existing planning processes
and urban regulations in the cities and the conditions
and timing in which they were produced and
implemented. With this information, the cities were
organized according to the existence of different
land use control regulations, in such a way that the
cities were ranked from the “most regulated” to the
“least regulated.”4  The 1991 Census special cross
analysis was used to construct an indicator of
territorial exclusion using information on household
conditions. For this purpose, a matrix was
constructed of four sets of information (housing
conditions, location, infrastructure availability, and
number of rooms), transformed into dichotomous
variables (adequate or inadequate).5  The indicator
measures the percentage of urban households in a
given city excluded from basic urban services. The
“excluded” territories could be part of inner city
slums, illegal parcels in the peripheries, or other
informal housing marked by some form of
precariousness of the built environment.

The concept of territorial exclusion was forged in
order to overcome the difficulties of dealing with
traditional indexes of infrastructure coverage and
general indicators of household conditions that do
not truly express the differences in urban conditions
within a given city. By superimposing the indicators,
we could more clearly draw a picture of where
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urbanization was “complete,” and where it was
precarious for some reason. At the same time, this
concept was intended to try to measure urban
segregation, since this data can be also crossed with
family income, head of family, race, and other
economic and social variables.

We have chosen the term “territorial exclusion” for
the obvious purpose of linking it with the concept
of social exclusion, rather than poverty or class
disparities. This concept, which relates the
accumulation of handicaps of all sorts to the lack
of social ties, has been increasingly used in public
policies and can be understood as the denial of (or
the disrespect for) social rights of each citizen to a
minimum standard of living, as well as to
participation in social and professional institutions
and networks (Castel 1995; Paugam 1996).  Social
exclusion, then, is seen as a way to analyze how
and why individuals and groups fail to have access
to or benefit from the possibilities offered by
societies and economies. The notion of exclusion
links together both social rights and material
deprivations, so it encompasses not only the lack
of access to goods and services that underlie poverty
and basic needs satisfaction, but also exclusion from
security, justice, representation, and citizenship
(Rodgers 1995).

Our hypothesis is that in Brazilian cities, social
exclusion has a very clear territorial expression, and
territorial exclusion is one of the most powerful
mechanisms for producing social exclusion.

In order to best analyze the research findings, we
also crossed this data with additional data about
the cities: population growth rates, value added per
capita, municipal revenue per capita, and
percentage of family heads with less than two times

the minimum wage income.6 All the information
was worked on a GIS database to create a map of
territorial exclusion in the state of São Paulo. In the
second phase of the same research, case studies
were done of three cities chosen from the 118
respondent cities (taken as representative of the
different patterns of territorial exclusion found in
the first phase) to deepen the analysis, focusing on
each city historically and in more detail.  Finally,
specifically for “The 21st Century Urban Agenda:
Urbanization, Population, the Environment and
Security Research Working Group,” we crossed the
data with available indicators of urban violence.7

São Paulo: The Context8

Located in the Southeast region of Brazil, the State
of São Paulo is South America’s richest state—the
industrial engine that powers the Brazilian economy:
30 percent  of Brazil’s fifty largest companies are in
São Paulo, as is 50 percent of the nation’s industry.
The state’s 36 million inhabitants represent about a
quarter of Brazil’s population, yet the state
contributes 40 percent of federal tax revenues.  A
highly capitalized agricultural sector produces 80
percent of Brazil’s oranges, 50 percent of its sugar,
40 percent of its chicken and eggs, and 22 percent
of its coffee.

This economic preeminence is relatively recent.  For
over three hundred years the area comprising today’s
state of São Paulo remained a backwater.  The
inhabitants were a hardy people, of mixed
Portuguese and Indian origin, from whom emerged
the bandeirantes—frontiersmen who roamed far into
the South American interior capturing Indian slaves
and seeking out precious metals and gems as they
went.  The expansion of coffee plantations westward
from Rio de Janeiro along the Paraiba Valley sparked
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São Paulo’s economic development.  By the end of
the nineteenth century, the state had become the
world’s foremost producer of coffee.  During the
same period, Brazil abolished slavery and the
plantation owners recruited European (mostly
Italian) immigrants to expand production.  Riding
the wave of the coffee boom, British and other
foreign companies took the opportunity to invest in
port facilities, railroads, and power and water
supply, while textile and other new industries
emerged.  Industrial production for domestic
consumption initiated after WWI generated an
industrial boom.

The crisis of the 1930s brought about the end of an
economy based exclusively on the export of
agricultural products and established industry as a
dynamic source for the Brazilian economy.  São
Paulo became the leader of the industrialization
process.  From 1930 to 1970, the so-called stage of
commercial integration saw a brutal concentration
of industry in São Paulo.  Contrary to the first
industrialization, which took place in the beginning
of the century along the railroad lines, this new
industrial wave followed the paths of roads and
highways begun in the 1950s that connect the main
industrial centers of the State. In the early 1970s,
the largest municipalities of the metropolitan region
(São Paulo, Osasco, Guarulhos, and the ABC [Santo
Andre, São Bernardo, and São Caetano]) were
already united, and population growth rates were
steadily high.9

After the early 1970s, a new stage of productive
integration took place in the Brazilian economy.
Due to strategic decisions to seek new sources of
raw material, cheaper labor, and new consumer
markets, as well as federal policies aimed at
redressing regional imbalances, the process of
industrial decentralization was launched. In fact, a
rapid industrial deconcentration within a radius of

100 to 150 km around the State capital followed,
and industrial and agro-export centers, such as
Campinas, Riberão Preto, Sorocaba, and the Paraiba
Valley, undermined the vigor of the metropolitan
region of the capital.10   Particularly after the oil
crisis of the 1970s, a federal policy devoted to
replacing oil with sugar-cane alcohol as a source of
energy highly subsidized the expansion of sugar
cane plantations and sugar and alcohol plants. That
policy completely changed the economic base of
large agricultural regions of the state, especially
around Ribeirão Preto and Campinas.

Currently, many of these centers compete with the
capital city in terms of social and economic power
and modernity. This wealth attracts migrants from
poorer regions of the State as well as the southern
part of the country. The studies of the 1980
demographic Census indicate that agro-
industrialization and mechanized farming in the
countryside in the south of Brazil led more than four
million people away from agricultural regions in the
1970s.  From this contingent, less than half went to
the agricultural frontier of Center-west and the
Amazon; the majority had the metropolitan region
and nearby provincial cities of São Paulo as their
destination (Gunn 1998). In the mid-1970s,
however, the international oil crisis and spiraling
interest rates slowed growth and soured the
economy. To circumvent economic problems, the
government increased borrowing abroad and the
foreign debt multiplied. The debt service on
enormous loans drained huge chunks of Brazil’s
export earnings and caused chronic inflation. The
1980s were known nationally as the “lost decade,”
marked by a brutal decline in industrial investment,
recession, and high inflation rates.

The crisis of the 1980s bore heavily on São Paulo.
From 1980 to 1984, four hundred thousand
industrial jobs were lost in the metropolitan region
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and a great shift in the structure of its labor market
began to take place.  São Paulo became increasingly
a tertiary metropolis, losing ground as the industrial
engine for provincial São Paulo cities and other
states. The State itself is losing its relative
importance as leader of the national economy to
industrial investments in other Brazilian states,
mostly Minas Gerais, Rio Grande do Sul, and
Parana.

The same income disparity that has always marked
Brazilian urbanization persisted in São Paulo
throughout the last decades. Comparative data
demonstrate that independent of demographic
changes, in phases of economic growth or recession,
the pattern of income distribution has remained the
same: a privileged stratum of 10 percent of the total
population receives 44 percent of the total income;
the richest 20 percent receive 60 percent of the total,
and the poorest 20 percent receive less that 2.5
percent.11

Mapping Territorial Exclusion in the
State of São Paulo

A clear picture of the regionalization of “precarious
urbanization” can be gained by looking at the
percentage of households with an “adequate
situation” (see Map 11).  The worst instances of
territorial exclusion are found in the frontier
periphery of metropolitan regions (Embu-Guacu—
1.3 percent; Aruja—6.26 percent; Francisco
Morato—7.46 percent, and also Rio Grande da
Serra, Cotia, Embu, and Cajamar, among others);12

but the phenomenon repeats itself in the peripheral
cities of Baixada Santista, North Littoral, Campinas,
Paraiba Valley, and Sorocaba.  The area of

precarious     urbanization exactly overlays the most
dynamic and wealthiest     region     of São Paulo State,
where the deconcentration of big industry has taken
place since the 1970s. This region, from an
urbanistic point of view, clearly shows the radius of
an urban development pattern based on giant
industry, on automotive transportation, and on the
sprawling, precarious expansion of a low-income
housing periphery of territorial exclusion on its
frontiers.

The crossing of value added per capita (Map 12)
with the previous variable reinforces the argument:
among the ten cities with the greatest value added
per capita in São Paulo State, six belong to the group
of cities with the lowest percentage of households
with adequate living conditions. In these cases,
industries locate in a small city nearby and are
connected by road systems to a large center (like
Monte Mor in the periphery of Campinas; Maua, at
the periphery of consolidated ABC; or Cubatão
between São Paulo (the capital) and Santos (the
port). The location of industrial plants attracts
workers while simultaneously contributing to
environmental degradation and the creation of illegal
housing markets for the poor. These economically
vibrant cities are growing at astonishing rates and
increasingly inhabited by an exclusively poor
population, since managers and executives live in
the nearby large center or in São Paulo. This model
shows one pattern of economic development, with
high levels of income concentration, which leads to
territorial exclusion.

Another pattern, also linked to the presence of
nearby wealth, is that of tourist resorts located in
the same macro-metropolis radius. Coastal cities like
Guaruja (Map 3) and Caraguatatuba or mountain
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resorts, like Campos de Jordao (Map 7), fit into this
pattern. They were developed by real estate investors
offering weekend second residences to various
market segments (from middle-class apartments to
luxurious condominiums and marinas); they attract
construction workers and domestic servants and also
function as dormitory cities for neighboring
industrial centers (like Guaruja for the Santos port
or Caraguatatuba for São Sebastiao). In these cases
municipalities with the lowest value added per capita
are neighbors to municipalities with the highest (Map
3).

This pattern of territorial exclusion has much to do
with income distribution and relative poverty. As
we have seen, the worst conditions in the State occur
in the most developed and wealthy areas.  But
income distribution itself does not explain
everything, since other regions of the State have
more or less the same income structure; in some of
them, earnings of the poor are even lower.13  In
order to understand a model of urban development
that continually reproduces new frontiers of
precariousness, it is important to consider how land
markets work as well as the impact of planning and
land use regulations in shaping these markets.

Urban Legislation and Informal Land
Markets: The Perverse Links

Diadema typifies the process of big industry
expansion in the metropolitan region.  When
industry came (during the 1960s and 1970s, and in
the case of Diadema, until 1990), it accelerated
demographic growth that generated a great
horizontal expansion, which was not really urban.
Diadema was a town of 12,000 inhabitants in 1960.
In 1971, a new highway was built linking São Paulo
to the port (Santos), crossing the city’s territory and
attracting small and medium industrial plants, which

were satellites to large auto assembly plants in São
Bernardo. Due to its location in the periphery,
Diadema received only low-income migrants. In the
absence of a significant high-income group, only
two land market segments were configured: one for
industrial locations and another for low-income
parceling and housing.

In  1973, a master plan for the city was approved
and urban regulations were set up, in which more
that two-thirds of the city’s territorial resources, the
best-urbanized area, were destined for industrial use.
Apart from municipal regulations, in 1976, an
environmental law designed to protect metropolitan
water reservoir margins from urbanization excluded
724 hectares or 23.55 percent of city territory from
any urban use except very low-density, high-income
housing, a market that simply did not exist in the
city.

The immediate effect of these regulations was an
excess supply of land for industrial purposes (until
1990, approximately 40 percent of the total territorial
resources destined for industrial use were empty),
leaving a shortage of urban land destined for low-
income residential and other uses. This equation, in
a context of high levels of demographic growth
(20.42 percent per year in the 1960 and 11.23 percent
in the 1970s) provoked an expansion in the outskirts,
the non-urbanized areas, voraciously consuming all
of the land not destined for industrial use, including
the environmentally protected areas. With no other
choice, since the land was either suited for industrial
use or very expensive due to limited supply, this
expansion was done, for the most part, irregularly
by informal land markets and did not fit any
urbanization standards.14  The result was that in the
beginning of the 1980s, only 30 percent of the
existing streets were paved, only 50 percent of the
households were connected to water supply and 14
percent to sanitation, and the infant mortality rate
was 83/1000.15
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This pattern has some similarities with the case of
Guaruja, located in the periphery of a rapidly
growing region, Baixada Santista, where industrial
plants (mainly in Cubatã) and port facilities (Santos)
were based.16  Workers who did not have access to
land and housing in urbanized Santos settled in the
northwestern part of the neighboring island of
Guaruja, forming the nucleus of Vicente de
Carvalho, close to the channel that links the island
to Santos. Like Diadema, in the 1960s and 1970s,
the city of Guaruja attracted only low-income
migrants, since management and technical
employees settled in Santos or São Paulo.

But Guaruja is a “bedroom community” and a resort
area, making use of its southeastern beach,  A Perola
do Atlantico.17  In this case, the strategy of Guaruja’s
master plan (approved in 1978) and urban
regulations was to preserve the best-urbanized lands
for the resort and simply “forget” low-income
residential markets, within a context of demographic
growth.18 Therefore, the urbanized seashore, which
always had water supply and sanitation, paved and
lighted streets, and steady investment in urban
comforts, was micro-zoned for the different veraneio
(vacation homes) market segments, blocking access
for low-income residential markets. This was
accomplished by creating very detailed urban
patterns that were completely unrelated to the
economic and spatial logic of low-income
settlements; for instance, a 500 square meter
minimum for single family homes, multistory
apartments, and so on.  At the same time, low-
income settlements for the permanent population
expanded over swamps in Vicente de Carvalho, and
favelas were formed on hillsides overlooking the
continent. With this pattern, it was possible to protect
investment in weekend resorts and prevent the
“invasion” of wealthy urbanized areas by the poor.

In both of the above cases, a perverse mechanism
sets up an invisible wall through urban regulations
that keeps poverty away from the best-urbanized
areas and reserves them for the formal markets, while
continually opening peripheries for the informal
markets. The mechanism is even more perverse if
we take into account that the “frontiers” opened to
the informal markets are leftovers from the formal
markets, due to difficulties in development or to
environmental restrictions.

The examples of Diadema and Guaruja, two
municipalities with high rates of territorial exclusion,
demonstrate the failure of planning and urban
regulation paradigms applied to the cities of São
Paulo in the 1970s and early 1980s.      Graphic 1,,,,,
which crosses the ranking by regulation (from the
most to the least regulated city) with the ranking by
territorial exclusion (from the highest percentage of
adequate households to the lowest) demonstrates
that there is planning does not minimize the degree
of territorial exclusion. Contrary to the conventional
wisdom that the problem of Brazilian cities is lack
of planning, the research findings illustrate that
planning had little impact on the socio-environmental
balance of the cities. Within the contexts of high
demographic pressure and competition for urban
land, planning has been largely used as an instrument
to ensure segregation and the demarcation of market
segments.

What of the other end of the ranking—the cities
with the best performance in terms of providing
adequate living conditions for their inhabitants?
Although there is no city in the State in which 100
percent of the households have adequate living
conditions, the least precarious ones are located in
the agro-industrial northeastern portion of the
State,19 known, as the “California Paulista,” where
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plants are located. Land for farming has appreciated
as a result of agro-industrial development, creating
a barrier for urban conversion, even during cycles
of economic and demographic expansion.

The labor market is mostly seasonal, during the
harvest, since most of the farming has been
mechanized and land has been concentrated in very
large properties. During the harvest, migrants settle
in camps inside the plants, or sometimes in rented
rooms, mostly in the smallest cities of the region. In
order to avoid the permanent settling of these
seasonal workers, cities establish control posts at
highways, bus and train stations, and sometimes
blockades with checkpoints at the city entrances.

With less demand pressure on urban land, and
therefore very low prices (as compared to Diadema
or Guaruja), the income generated by agro-industrial
production remains in the cities, allowing for
investment in urban infrastructure, creating less
disparity in relative land prices (see Table 2 ).

Jaboticabal is a middle-sized city in the region of
Riberiao Preto, a major agro-industrial center in the
northeastern part of the State, that we used as a case
study.  In this case, the low-income population—
even considering low wages and high-income
concentration—has more access to adequate
housing. When the supply of urbanized land
responds, for the most part, to demand, we do not
see the phenomenon of super-appreciation of
urbanized land; therefore, there is less territorial
exclusion.  However, this model has only been

agro-business flourished.20   We will take the
example of the Ribeirão Preto region, where the
sugar-alcohol complex was established in the 1970s,
where most cities have high rates of adequate living
conditions, despite the fact that income concentration
is about the same as that in São Paulo and salaries
are lower.

Agro-industrial “Closed” Cities

Although the 1970s, in which the “pro-alcohol”
program was launched and consolidated, were years
of economic expansion, the regional population
growth rate (2.45 percent per year) was less than
the State average for the same period (3.5 percent a
year). During the 1980s, the effects of recession were
much more acute in the metropolitan region and in
Baixada Santista than in Ribeirão Preto. The region
continued to grow and showed population growth
rates (2.59 percent) slightly higher than the State
average (2.02 percent).  The region attracted
migrants in the 1970s and 1980s, but never at the
same level as the industrial centers and their
peripheries.

The explanation lies in the relationship between
economic activity and urbanization. The sugar-
alcohol complex, as is the case with all agro-
industrial sectors, has its dynamic center outside of
the urban areas. The logic of locating agro-industry
is based on proximity to areas that farm raw materials
rather than on an agglomeration of economies. This
way there is no concentration in a single pole city,
but a sprawling out over different cities where the



13

supported on a regional scale, since the poor, who
do not penetrate the city, settle elsewhere. Apart from
that, the entire system is dependent only on sugar
cane production, which has devastating
environmental outcomes and is highly subsidized.
Thus, the model is not sustainable.

Territorial Exclusion and Violence in the
State of São Paulo

Crime and violence in Brazil have moved to the
forefront of attention for both policymakers and the
public. During the 1980s, mortality rates stemming
from violence shifted from fourth to second place
in general mortality causes in the country.21 Brazil,
with a homicide rate of 23.35 per 100,000 in 1988,22

is the second most violent country in Latin America
(the most violent region in the world), losing only
to Colombia (89.5 homicides per 100,000) in the
late 1980s (Ayres 1998).  With a homicide rate of
28.79 per 100,000 in 1991 and 29.70 for 1994, the
State of São Paulo is above the Brazilian average
and can be considered the most violent State in
Brazil.23

Much has been written on the relationship of crime
and violence to illegal drug use and trafficking, but
it is hard to generalize since the problem of drugs
affects each city differently.  Most likely, both an
increase in violence and in drug use and trafficking
are outcomes of the same causes. Traditional
explanations used to link violence to social
dislocation and the inability of migrants to make
the transition from rural communities to modern
urban centers.  In the case of São Paulo, however,
the argument does not apply, since violence
increased in the 1980s, when a very sharp decline

in rural-urban migration took place as the State—
and particularly the metropolitan region—began to
pass through its demographic transition (decline in
population growth rates, fertility rates, and shifting
regional patterns of migration; Berquo 1992). In fact,
1991 Census data show that the capital of São Paulo
lost 900,000 inhabitants in the 1980s and its
metropolitan region had a positive migratory inflow
of 450,000, with most of these migrants shifting from
the nucleus to the periphery of the very same region
(Ribeiro and Lago 1995).

A strong argument in the recent literature links
violence to poverty. This is supported by data
showing that increases in violence occurred over a
period where sharp increases in poverty levels also
occurred. The recession of the 1980s and the effects
of structural adjustment on the urban poor led to a
severe shrinkage in real wages and job opportunities
for large segments of the labor force (Ayres 1998).
Although these assumptions are true for the case of
São Paulo, absolute poverty itself cannot explain
why the São Paulo metropolitan region is the most
violent among Brazilian metropolises. In fact, the
proportion of population below the poverty line in
São Paulo in 1989 (20.90 percent) is one of the
lowest among all Brazilian metropolitan regions.
Salvador, with 39.00 percent of the population
below the poverty line, is one of the least violent
metropolises of Brazil, with a homicide rate of 17.5
per 100,000 (Singer 1997).

Surely the issue is if inequality (or relative poverty)
should be taken into account in order to explain
higher rates of crime, as some studies on North
American cities point out (Freeman 1996). But
households and individuals, depending on their
vulnerability (Moser 1996) can deal with poverty,
inequality, and even changes in labor market
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T ab le 1  –  P ercen tage o f h ou seh o ld s w ith  an  ad eq u a te s itu a tion .

 
 
Group City % Adequ Group City % Adequ

B atata is 74 ,00 Vinhedo 56,19
B arra Bonita 73 ,39 M orro Agudo 55,99
Cerqu ilho 71 ,61 Itu 55,88
Desca lvado 71,58 São  José dos Cam pos 55,87
São  José do R io Preto 70 ,72 Sorocaba 55,76
Lins 70 ,13 Taubaté 55 ,60
Itápolis 69 ,87 Lorena 55,52
Penápolis 69 ,50 Indaiatuba 55,31
Araras 68 ,84 Santa  B arbara  d 'oest 55 ,14
Santa  R ita do Passa Quatro 68 ,14 Santo  André 54 ,88
Vargem  G rande  do Su l 67 ,70 C açapava 54,11
Socorro 67 ,62 Votuporanga 54,11
Ribe irão Preto 67 ,61 2 São Pau lo 53 ,75
Jaboticabal 67 ,51 São Bernardo do Cam po 53,51
Rio C laro 67 ,50 B ragança Pau lista 53 ,40
São  Carlos 67 ,14 C onchal 52 ,57
Am paro 66 ,51 Taquarituba 52,22
C atanduva 66,46 P indam onhangaba 52,06
Araraquara 65 ,71 Salto 50 ,18
Bebedouro 65 ,58 Andrad ina 49,90
M ogi G uaçu 65,43 Santa  B ranca 48,46
B auru 65,22 Jacare í 47 ,41
Santos 65,12 Votorantim 47,11
Santa  Rosa do V iterb 64 ,61 M ogi das Cruzes 46 ,56

1 Assis 64 ,42 São  Roque 45,90
Pere ira Barreto 64 ,32 Itapeva 45,38
M arilia 64 ,28 Ribe irão P ires 43 ,57
B otucatu 64,08 C ândido M ota 42 ,96
B arretos 63 ,96 Salto de P irapora 39 ,46
O svaldo  C ruz 63 ,87 Itupeva 38,39
São  Joaqu im  da B arra 63,64 Poá 37,34
Lim eira 63 ,12 Santa  Isabel 37 ,17
C am pinas 62,67 M auá 37,03
Fernadópo lis 62 ,07 C am pos de Jordão 36,65
G arça 62 ,06 Atiba ia 36 ,38
Am ericana 62,02 G uaru lhos 34 ,46
Rio das Pedras 61,60 3 Iguape 34,34
G uaíra 61 ,56 G uaru já 34 ,11
Franca 61,40 Várzea Pau lista 33 ,38
Jales 61 ,30 D iadem a 31,80
P iracicaba 61,30 Suzano 31,44
Santa  C ruz do  R io Pardo 61,08 M onte M or 31 ,14
C ruze iro 61 ,03 M onguaguá 30,17
C achoeira Pau lista 60 ,95 C ajam ar 30 ,12
M atão 60,80 Franco da Rocha 28,89
Lem e 60,34 São  Sebastião 28 ,36
Paraguaçu Pau lista 59 ,93 C araguatatuba 26,88
Itatiba 59,50 São  V icente 26 ,00
Santa  C ruz da Palm eiras 58 ,95 Santana do  Parnaíba 25,92
Am érico Brasiliense 58 ,88 Em bú 23,06
Presidente  Prudente 58 ,62 4 C otia 20 ,64
Igaraçu  do  Tietê 57 ,93 Pra ia G rande 18,14
Rancharia 57 ,41 Rio G rande da Serra 16,94

2 Valinhos 57,11 C ubatão 10,07
Santo  Anastác io 56 ,83 Francisco M orato 7 ,46
Jundiaí 56 ,66 Juqu itiba 6 ,45
Porto Feliz 56 ,42 Aru já 6 ,26

Source: IBG E - C enso Dem ográfico 1991 Em bu-G uaçu 1,30
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Table 2 – Relative land prices – Guarujá, Diadema, Jaboticabal (1998)

Table 2 – Relative Land Prices /1998
Price Diadema Guarujá Jaboticabal

Average R$206.00 R$416.13 R$41.00
Most expensive R$273.00 R$870.00 R$100.00
Least expensive R$83.00 R$10.00 R$14.23
Difference between 2 extremes 3.29 37.00 7.03

Sources: Diadema - PMD - Banco de Dados sobre o valor do preço da terra 1991/1998
Guarujá :PMG - Planta de Valores Genéricos  1998

Jaboticabal: prices research made in the city with brokers

Table 3 – Cities with the Highest Levels of Territorial Exclusion and
Homicide/100,000 Rate, 1991 and 1994

Least Adequate % Adequacy

1991
Homicide
Rate

Ranking
1994
Homicide
Rate

Ranking

1. Embu-Guacu 1.3 44.95 9 25.04 29

2. Aruja 6.26 18.85 36 33.49 19

3. Juquitiba 6.45 50.68 6 36.36 16

4. Francisco Morato 7.46 58.34 3 76.36 3

5. Cubatao 10.07 37.42 16 31.24 20

6. Rio Grande da Serra 16.94 30.33 19 49.35 7

7. Praia Grande 18.14 44.95 10 14.64 48

8. Cotia 20.64 36.89 17 20.79 34

9. Embu 23.06 78.84 2 76.43 2

10. Santana do Parnaiba 25.92 10.86 64 26.68 27

11. Sao Vicente 26 20.19 31 26.68 26

12. Caraguatatuba 26.88 45.61 8 25.65 28

13. Sao Sebastiao 28.36 50.68 5 54.3 5

14. Franco da Rocha 28.89 25.91 24 60.28 4

15. Cajamar 30.12 44.78 12 29.87 25

16. Monguagua 30.17 26.62 21 9.08 75

17. Monte Mor 31.14 15.82 44 40.8 10

18. Suzano 31.44 25.94 23 40.6 11

19. Diadema 31.8 85.58 1 76.89 1

20. Varzea Paulista 33.38 19.1 34 20.83 33

21. Guaruja 34.11 26.34 22 35.14 18

22. Iguape 34.34 14.38 49 11.33 58

23. Guarulhos 34.46 44.12 13 53.89 6

24. Atibaia 36.38 15.17 47 18.01 41

25. Campos de Jordao 36.65 21.69 29 22.42 30

26. Maua 37.03 58 4 38.94 14

27. Santa Isabel 37.17 15.87 43 37.15 15

28. Poa 37.34 39.52 15 20.62 36
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Table 4 – Cities with the Lowest Levels of Territorial Exclusion and
Homicide/100,000 Rate, 1991 and 1994

Most Adequate
%

Adequacy

1991
Homicide
Rate

Ranking 1994
Homicide
Rate

Ranking

1. Batatais 74 2.28 2 2.2 3
2. Barra Bonita 73.39 6.53 21 ** -
3. Cerquilho 71.61 5.02 15 ** -
4. Descalvado 71.58 * - 3.7 8
5. Sao Jose do Rio Preto 70.72 6.75 24 8.71 32
6. Lins 70.13 * - 4.93 13
7. Itapolis 69.87 3.04 5 5.76 16
8. Penapolis 69.5 6.25 19 6.17 17
9. Araras 68.84 9.2 38 15.08 67
10. Santa Rita do Passa
Quatro

68.14 4.15 8 4.04 9

11. Vargem Grande do Sul 67.7 13.01 54 8.83 35
12. Socorro 67.62 9.8 41 6.17 18
13. Ribeirao Preto 67.61 15.89 70 18.08 74
14. Jaboticabal 67.51 6.79 25 11.33 55
15. Rio Claro 67.5 24.81 85 10.44 50
16. Sao Carlos 67.14 7.62 28 10.11 47
17. Amparo 66.51 3.96 7 1.9 2
18. Catanduva 66.46 8.6 34 6.28 21
19. Araraquara 65.71 8.43 32 13.98 62
20. Bebedouro 65.58 * 35 1.35 1
21. Mogi Guacu 65.43 6.55 23 4.57 10

*no data available for 1991    **- no data available for 94
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structure in many different ways. According to
Moser, the concept of vulnerability, or the insecurity
of well being of individuals, households, or
communities in the face of a changing environment,
captures not only the status of individuals and
groups, but also their means of resistance or the
assets they can mobilize in the face of hardship.

The hypothesis here is that territorial exclusion
makes individuals, households, and communities
particularly vulnerable, creating space for violence
and conflict.  The nexus between violence and
territorial exclusion is clear when the data on
household adequacy is crossed with homicide rates
for the 118 São Paulo cities surveyed (see Table 3).

Among the 28 worst situations of territorial
exclusion (groups 3 and 4 in the cluster analysis in
Table 1 -from Embu-Guacu, 1.30 percent of
households in adequate conditions, to Poa, 37.34
percent ), 25 have the worst violence indicators as
well.      The opposite is also true: among the 21 best
situated cities in terms of adequacy, 14 are the least
violent in the State. The other 7 cities have homicide
rates far below the State average (around 29
homicides per 100,000). Even centers that are known
drug-trafficking outposts—Ribeirão Preto and São
Jose do Rio Preto—have per-capita homicide rates
lower than the State average (Table 4).24

Territorial exclusion makes daily life insecure and
risky.  It blocks access to jobs and educational and
cultural opportunities, which are concentrated in
small and protected enclaves within cities. Since
most residences in excluded areas are illegal and
mixed use is generally forbidden by municipal land
regulations, people are denied the possibility of using
assets, such as home ownership, to generate money
and create jobs.

Excluded territories were created without the
presence of government or any official public sphere
and thus were developed without any control or
assistance. Public services, when they exist, are more
precarious than in other parts of the city; assignment
to these stigmatized territories is perceived by public
employees as “punishment.”  More than that, living
in a permanent condition of denial of basic human
environmental needs makes inhabitants feel as if their
lives are worthless.

Recent studies of violence show that the main
victims of homicide, the leading cause of mortality
for youth, are young males age 15 to 24 (Cardia
1998).25  A look at the demographic trends of the
cities with the worst rates of violence reveals that
all of them had spectacular population growth rates
in the 1970s and then started to decline in the 1980s;
Diadema, Embu, Francisco Morato, among others,
repeat the same pattern. These trends can be
interpreted in terms of generations:  violence arises
in the years following population growth. Young
people, born in the 1970s, lived their entire lives
with territorial exclusion, and therefore, in
vulnerable situations. By the end of the 1980s, when
it came time for them to enter the labor market and
form their families, there were no jobs and no means
available to overcome the situation. Violence, with
its ambiguous expression of desperation and
heroism, took over.

Research findings provide evidence to link territorial
exclusion and violence, and their relationship with
economic development models and planning
policies. But this simply indicates a special
geography of urban conflict in contemporary São
Paulo. In order to understand the causes of the
problem and its effects on the lives of the people
that live with violence, further research inside the
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communities is required. Questions about
community perceptions of livelihood security, the
influence of the built environment, the role of police
and justice, the availability of social capital can only
be perceived with a more participatory and
anthropological approach. Without these
perspectives, it will be difficult to design policies
to counter urban violence.26  However, it is clear
that territorial exclusion is one of the factors that
creates citizen insecurity and, therefore, it is
important to address the following  question:

How Can Urban Policies Counter
Territorial Exclusion?

The traditional policy approach to low-income
settlements has been to “forget” or stigmatize those
territories in planning language (labeling them
“subnormal”) and to “invest them politically.” To
invest politically means to negotiate, mostly by
trading votes in municipal elections, to provide
investment in infrastructure and services as “grants”
or “favors” from the mayor or city council
representatives to the communities. This mechanism
has been a very important source of local political
power, since illegal or irregular settlements do not
have the right to infrastructure or service provision
as do formal developments.  The illegal status of
their environment makes low-income inhabitants
of informal settlements even more vulnerable to
clientelism.  The case of Guaruja is representative
of this policy approach. Some illegal settlements
were even promoted by city council members or
spokesmen for the mayor, who distributed
counterfeit titles of occupancy for non-urbanized
land.

But the case of Diadema demonstrates that a
different policy approach can lead to substantial
changes in territorial exclusion rates.  Diadema and

Guaruja grew rapidly over more than two decades
and both implemented a traditional planning strategy
in the 1970s. In both cases, housing markets for the
poor were mostly informal. In the 1980s, however,
their experiences began to differentiate: in Diadema
policies were implemented to overcome territorial
exclusion; in Guaruja officials continued with
traditional planning strategies that exacerbated
exclusion.  Diadema invested heavily in land
regularization, massive infrastructure provision, it
urbanized its favelas and changed its urban
regulation strategy, introducing into its plan
instruments designed to amplify the supply of
urbanized land for low-income housing markets.27

The difference between the two experiences—and
their results—is mostly political. Diadema, due to
its position in ABC, had experienced organization
through labor unions in the early 1980s.  Beginning
with a fund created by the families and friends of
striking union members, a network of food
cooperatives, housing associations, and movements
took root, generating an important source of social
capital in the city.  These organized groups began
to demand city government intervention in urban
conditions. In 1982, a local mayor was elected with
the support of these networks and from that moment
on, communities in Diadema became permanent
interlocutors for urban policies, participating in
negotiations on regulation strategies and decisions
related to city investment.

In 1995, 121 favelas among the existing 197 in
Diadema were urbanized: sewerage covers 60
percent of households and water supply 95 percent;
96 percent of the streets are paved and lighted;
mortality rates dropped to 21/1000. Those changes
in the built environment have provided a chance for
the next generation to have more assets with which
to face economic difficulties and to change their own
perceptions of survival and self-respect.
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Caught within the same policy approaches and
facing its first crisis as a tourist resort, Guaruja
indicators worsened: from the 17 favelas it had in
1980, there are now 57, with 47 percent of the
population living in them; only 43 percent of the
city is connected to water supply systems and 6
percent to sewerage.28

Territorial exclusion is not a fatality or a theme that
should be addressed only in economic terms. The
case of Diadema, as do other successful cases in
Brazilian cities, demonstrates that investing in
institution building and the commitment of local
officials to share power with low-income
communities is essential to change risky
urbanization toward a more equitable and
sustainable model, with less danger of violent
conflict.
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End Notes:

1"Periphery” here means a place on the outskirts of an existing

city, where non-urbanized land was divided into small parcels

and sold to poor families in installments. On these parcels,

families built their houses themselves, progressively, mostly

during the weekends. Sometimes parts of these houses are

rented by other poor families before they get access to their

own parcels, and frequently recently married sons and

daughters or other relatives share the same plot, adding

rooms or houses to the original one. These loteamentos

populares (low income parcels) do not meet the minimum

standards (width and length of streets, minimum parcel size,

basic infrastructure provision, etc.) to be approved as

developments by local authorities; therefore they are opened

without being registered and recognized by the city.

2 São Paulo is the name of the 9.8 million-inhabitant city,

the 16 million-inhabitant metropolitan region, and one of

one of the most populated and urbanized states in Brazil (35

million in 625 municipalities).
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3This is the number of cities with more than 20,000

inhabitants in the State of São Paulo.  Cities of this size

were chosen because the Constitution of 1988 determined

that all cities with more than 20,000 people are obliged to

implement planning processes and urban regulations in their

urban areas.  Since 1975, a federal decree has restricted

access to credit and loans (including external cooperation)

for urban infrastructure and services to those cities which

have presented a municipal master plan.

4We considered approved master plans, land use and

occupation control regulations, development regulations,

and other urban legislation specifically linked to

environmental protection and/or directed to open access to

residential markets for the urban poor.

5For instance, to evaluate infrastructure, four variables were

taken into account—water supply, sewerage, waste

collection, and public lighting.  If the household is

connected to the public water system with internal pipes, it

is considered adequate; all other systems (ponds, public

water faucets, etc.) are inadequate.  For sewerage, sealed

septic tanks or public systems are considered adequate; all

other possibilities are inadequate.  For waste collection,

waste collected directly or indirectly is adequate; all other

solutions (burnt, buried, left in empty lots, thrown in rivers,

lagoons, or the ocean) are inadequate. For public lighting,

electric systems with meters are adequate; all the rest (electric

systems without meters, oil, or kerosene) are inadequate.

6 Minimum wage in Brazil is US$110 a month.

7We have worked mostly with homicides per capita, since

these are the most reliable data to measure violence, coming

from public health authorities that have a very consolidated

system of registering death by cause in the State of São

Paulo.

8Background material prepared by Brett Bradshaw, Roberta

Clemente, and Vivianne Nouvel Alessio for the Public

Administration and Citizenship Project at the Fundação

Getulio Vargas, São Paulo.

9 In the 1960s the RMSP (Metropolitan Region of São Paulo)

population growth rate was 5.53 (4.57 at the nucleus and

8.71 at the periphery).  In the 1970s, it dropped to 4.48 (3.69

at the nucleus and 6.37 at the periphery). Source: Instituto

Brasileiro de Geografia e Estatistica (IBGE),  Demographic

Census 1960, 1970, 1980.

10In the 1980s, RMSP population growth rate dropped to

1.72 (1.01 at the center and 3.08 at the periphery). Source:

IBGE, Demographic Census 1980,1991.

11Fundação IBGE, Pesquisa Nacional por Amostra de

Domicilios (PNAD) 1971, 1981 and 1989. The exact figures

for 1989 are: the poorest  10 percent—1.3 percent; the poorest

20 percent—2.2  percent; the richest 10 percent—44.2

percent; the richest  5 percent—31.4  percent (quoted in

Mattos 1995:92).

12 See Table 1, Percentage of Households with an Adequate

Situation (cluster analysis).
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13The poorest area of the State is the Registro region (see

Map 3) comprised of 14 municipalities and 226,413

inhabitants, 45.17 percent of them are considered indigent.

The area around the capital, peripheral São Paulo, consists

of 38 municipalities and 6 million inhabitants, 5 percent of

whom are considered indigent.

14 Of the  380 open parcels for which the city government

has records, 290 are irregular, most of them being opened in

the 1970s (118). Source: Cadastro e Banco de Dados da

Secretaria de Habitação de Diadema.

15Prefeitura Municipal de Diadema, Sumario de Dados Socio

Economicos, Primeiros resultados. Secretaria de Habitação

e Desenvolvimento Urbano,  Diadema 1995.

16Also some private container terminals (Dow Chemical,

Cargill, and Cutrale) were built in Guaruja in the 1970s,

making it a retroport facility.

17The first development of the beach took place in 1892,

when the Companhia Balnearia da Ilha de Santo Amaro

established a hotel, a casino, and 50 chalets for the paulista

coffee elite.

18 Population growth rate for Guaruja in the 1970s was 5.26

percent a year.

19According to Table 1,,,,,     best performances are found in

Batatais—74 % (Map 8), Cerquilho—71.61 % (map 6),

Descalvado—71.58 % (map 10) .

20The main crops are oranges and sugar cane; there is also

cattle in the northern part of the region.

21In Public Health records, the group encompasses all

accidents, including traffic accidents, suicides, homicides,

and other violence under the codes E800 to E999 from

Chapter XVII of ICD (Souza 1994).

22Source: Ministry of Health/CENEPI (National Center for

Epidemiology) 1988 (Souza 1994).

23Data available for São Paulo State for 1991-1994

(Fundação SEADE) is not available for all Brazilian States.

However, comparative data on metropolitan regions and their

capitals confirms São Paulo’s position.  Although there is an

increase in all capitals of the metropolitan regions, the

homicide rate for São Paulo in 1988 was 38.9, the highest,

seconded by Recife (37.8) (Souza 1994). Souza (1993) and

Souza and Minayo (1995) point out there is a problem with

Rio de Janeiro’s records, due to a bias in recording causes of

death.  If we take into account the number of homicides plus

deaths registered as caused by firearms-whose intentionality

or accidentality was ignored-the homicide rate in Rio de

Janeiro in 1988 climbs to 50.3.

24RevistaRevide (a local Ribeirão Preto weekly magazine)

issued a special number in 1998 on the rising violence in

the city linked to drug trafficking. The number of homicides

grew from 83 in 1994 (the last year we have comparable

data for all São Paulo municipalities) to 209 in 1997; 85

percent of the victims were connected to drug trafficking.

25The growing numbers of homicides among young males

is an international trend. In the United States, in 1987,  in

the peak of crack consumption epidemics, 4,223 young

males between age 15 and 24 were murdered. In the same

year, in the State of São Paulo, 3171 young males were

murdered (Cardia 1998).
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26For instance, an Americas Watch Committee report (1987)

on violence in São Paulo indicates that 23.32 percent in

1982 and 14.9 percent in 1985 of registered homicides were

done by police corps, mostly the military police (Adorno

1997).

27Land formerly designated for industry was developed in

Diadema as Zonas Especiais de Interesse Social (ZEIS).

Loans were provided to housing associations to buy land

and build houses.

28Data from Prefeitura do Municipio do Guaruja, 1998.
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